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The InstJ.tute qu: Respon51ve Educat:.on 'S, Reports are dn outg ’gwth of
N IﬁE's contlnulng _nterest in citJ.zen partlc:LpatJ.on in educatlonal dec:.s:.on-\
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&spring of .1981. o ) . N . v
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. of the authors and do not necessarily¥ reflect the policy of. NIE or IRE.
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ABSTRACT . - .

-

,

ol

. .'°’\_
<

This Report examlnes.xhe varlauﬁ ‘means by which

cltlzens choose to

lnfluen&e school pollcles within the’ context of educatlonal collectlve bar-

ga;n;ng. It 1s'the result of

study ok four school dlStrlCtS in California

and four school dlStrlCtS in I1linois through an entire bargalnlng cycle~—
{

from* 1ssue information to\

)
4

e The flndlng that although cltlzens rare

A

ettlement. Contalned 1n thlS Report are:’ .
partrplpate directly in’-

collective bargalnlng (owxng to the closed nature of such

4

negotiatlons), their 1nfluence may nevertheless be qulte strong |
; e.g. through_ school board recall votes Pr elect;ons I
®, A description of the movement'from/cllent participation .
to citizen éarticipationpxin which parents:who see them- 3 :
selves as protectlng the rlghts‘gf their children become . "\
. converted 1nto citizens 1ntent n. alterlng ox; anlzatlonal

pollcy and practice.’ RS

whnch‘lnclude three
' different arenas for declsf’nmaklng._lthe«legal/polltlcal *

- arena, the: professlonal/bureaucrat1c arena, and the’ arena

: k)
e . it citiz articipation,
K _Ihe cr eria for citi en: participa o»

v 4

g of labor relations. - - - g o ' .
W ® . Three models of school .democracy and equality of 1nfluence~
. informed- competltlon. in which equ{ty ceiters on a percebtlon -
y of legitimacy in how aeclslons are made-llssue responsivéness

in wh1ch equity centers on a-flndlng of legltlmacy in what

is dec1ded- and dlssatlsfactxon, in which equlty centers on .

a~f1nd1ng of legltlmacy ‘of the 1nd1v1duals who make decisions”
A A descrlptlon of policies of influence and part1c1pat10n.

- THis Report”concludes that*if the logic of the decisions citizens make

:in choésing how~and when to part1c1pate leads thenm away from collectlve bar-

galnlng (as it appears to be d01ng) then public’ pollcy attentlon ought to be

focused\on means of alterlng'bdtr;en influence, rather than on direct partl—

-~

. “1,
c1patlon. ° : .
! - . 3 ’ -~
* > ’
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-, v INTRODUCTION
re o . . .

- -

* Citizen éarticipation hae‘been an important policy emphasis in education

|
T for a generatlsn == the same generatron that has witnessed the growth of active %
and 1nf1§§nt1al tEachers‘ organlzaklons and’ the transformatlon of public
schools 1nto a unlonlzed work env1ronment L Durlng this perlod the involve-
- ment of parents in gchool dlStrlCt dec151onmak1ng has been eXpa from the.
c1tlzen lnvolvement movement of the 1950's,' an offshobt of humaﬁ’relatlons

o management to a means of c1tlzen part1c1patlon 1ntended to yield substantial

- 1nf1uence.2 ! ‘ . C

Because'both c1tlzens and union$ have sought .access, 1nfluence and legi~

1
1
i
}
i
1
|
|
‘\\ tended tp clash. Nowhere has the clash been more obvious than in c1tlzen ' . *d

. N
) . tlmatlon in educatlonal dec1sxonmak1ng, it rs not surprlsxng\taat they have .
group-attempts to part;élpate in collectlve barga1n1ng.3 —Cltlzen organ;gatlons 1
. 1
" hold that collective bargalnlng, in effect, preempts important areas of SChOOl
pollcy by ailbcatlng resources through mechanism&<that are elosedvto the$r‘ % -
According to the' Executlve Dlregtor of a taxpayers' assoc1atlon in a large ‘
» - ~ o
( \ P ° “/ , - 1
. ' . , I ' e . : .. te . ) .
> "~ -
) . ?heaNatl Educatlon oc1atlon counts about 1. 8 mllllon members ‘and the
Amerlcaﬁ Federation of Teachers -about '450,000: Their combined numberse account
, for approxlmately 91 percent. of the publlc scbool teachers in the Unlted States.
- As an 1ndustry, pubilc school teaching is more heavily unionized than steel-
maklng’or constructlon. For union growth and state statutes, see: Anthony M.
N *  .Cresswell and, Mlc}!ael J. Murphy with Charles T. Kerchner, Teachers, Unions, apd -
b Collective Ba;galnlng in Public Education YBerkeley, Ca: McCutphan, 1980) . R \
. 2 - . .
\\ .
N ‘? For a summary Of the, citizen pa;t1c1patlon movemegt\agd/its history, see:
. . Donald B. Reed and Douglas E.-Mitchell, "The Structurg of .Citizen Patticipation: .
) Public Decisions for Piblic Schools," in Public Testimony on Public Schools,
editors Shelly Weinstein andeDouglas E. Mitchell (Berkeley, CA: McCQutchan, . T
1975), pp. 122- 159‘ S ) . ARSI S
' - . . 1) -/ » .
3. N J St
: A detalled blbllography of other citlzen P rt1c1pat10n llterature can be )
. ' found in Don Davies and Ross Zexrchykov, Citizen Participation in Edﬁcatlon K
*  Annot’ated Blbllography, 2nd editjony (Boston: Institute for- Responslve . i co.
 Education, 1978). " o 1 P ;

. ‘ 1
.
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' California ¢ity: "Collective ﬁargaining is: the most impossible’ thing to et
; ! . g tog

)

. your arms around. The negotlators for both s1des say that to be successful

;
E
3
}
1
[
1
3

-

things have to be private --' that golng publlc binds or. inhibits them. hey. T
don't like. to be public until they re all done.” His association members.
meet publicly and pr1vate1y,w1th bbard mémbers to, as he says, "pressure them

4

S R
to maintaln a hard line ,1toughen up evaluatlon of teachers, demand trade-offs, - “d
and go to the wall on bj,ndlng‘hrbltratlon."4 Teacher organlzathns typlcally

»

N ) view parents as a threat and as 111eglt1mate unwelcome v1s1tors. Polltics,

i

not ‘the parent's place., . . - ' ’ ;
When it comes to,student’ ‘achievement, the most 1mportant role
for parents is not committee work, pblltlcs, Oor a role in sthool « .
governanceé. It is what they do with their own ch11d in their

..own home® that counts, how much they help, and how puch they X5 "
relnforce what goes on -in school. 5o v =

T

i

|

$ ;

contends Albert Shanker, pres1dent of the American Federation &f Teachers, lS l
|

1

- -

)th respect to student ach1evement Shanker\mhy ‘well be rlght ‘but. it is pre-
, ' cisely the- relatuonshlp of lay people to pOlle that has been brought into
' questlon by citizen act1v1sts. As David Seeley, former executlve director 5?’&56 o

York C1ty s Publlc Education Assoclatlon, says: "The teacher power movement
N s

reached 3s pafents and citizens become dlsaffected
. /. \
e By and large, teacher.organlzatlon§ and school ;dmlnlstrators have been
successful in keeplnq parents away from the bargalnlng process. 'This has not

been a difficult task. - Usually citizens havernot attempted to pgrtrc1pate, but

" . like all such movements, has limits, and these llmrx\§are rap1d1y belnq/

- .when they haye, labor and management agree on excludlng outsiders. Thus, it s

came as a big surprise that, in the elght schopl districts we stud1ed, cit;zens

—_— ’
- Y e e el
, . . N Py . 7 ‘e
. v ’ . 2 . .,

4 S . . )
o . From field notes. T .
' ¢ ‘ T ‘ ~ 4

. ~§ Albert.Shanker, New York Times, December 2, 1979, p. E9 (advertisement). ’

. 6 Dav1d S. Seeley, "The Basls\?of_E'New ‘Parent-Teacher Relationship in Collec- ' :
tive Bargalning," in Public Access: Citizens and Collective Bargaining in the

- Public Schools, -editor Robert E. Doherty (Ithaca, New York: New York State
School of Industrial and Labor Relatlonsn Cornell University, 1979), pp. 37~-38.

e ~

. L . >‘\ < ‘- . '




were‘highly influential in determining the ourse of school‘Iahor relations}

they were influential, but they d1d not pa tlcxpate d1rect1y "Citizens, indi-—

14 \]

V1dually and in organrzatlons, influence he ‘tone of ' labox relatlons, the
toughness or meekness of the partles at he barguining table, and frequently

‘the issues.’ In add1t10n,,c1tlzens wér highly 1nfUuent1a1 in other decisional ..
arenas that affected employee reiatlo s such as co?rts,_the state 1eg1s1atures

.and electoral polltlcs.

» This seeming paradox ofiglow d:
led us to two concluslons. First,/ there, is a loglc to the detisions fitizens -
i make in chooslng how and when to partlcipate that lta s them away from collec—
tive barga}nlng. That logic inwolves the conversion o partrcularlstlc, ch11d— .
. centered ]participationinto.c;tizen,participation.aime at altering organiza- ., B

tional policy and practice. 'The logic of participatio M avolves choices of |
N . v Ay

N where and how to participa ¢ Because f£his is the cas ' the\;ogic of partici-
’

pation leads citizens towgrd alterﬁati paths of policy influence. - '

Second; if the logit of participation leads citizens "away from,interven— et
tions in collective'. '

attentlon ought to

«

v THE CH@ICE TO ARTICIPATE WHERE AND HON

v r

! 'FMethod, Organization and’ Background of the Study

‘ Our c?Kclu51ons are grounded il 18 months of field ork in four school -
- dlstrlcts in California and four in Illlhdls whlch were ntenslve%y‘studled. C, /L

£pr an t1re bargalnlng cycle -- from rssue.formatlon t

- -

séttlement. Each

: /

AE Each.distrlct had a contract which eXp;red ,during 1979.
an 120,000. ..
have-'qﬁite’different

.dlstrlcts ranged from approxlmatelv 700 students to more
< i Both states -are, populous and' h;ghly d1vense, but the

. legal settlngs for school labor relatlons. ;111n01s has no public sector labor - . ,

’ - ° .
’ \ . . .
S e - N - . .
/ .t . . . ' ~
. . . .
. . ) ¢ .
. . * . :

-
3 ’
[ . .
A v
.
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4 tures for&cmtlzen input called for under Callfornia law Were so seldom and.in- '

.
' )
i

v T .
that, in effect 910e school boards the’ rlght to recognlze teacher organizations
. & bargaining agents, but not the obllgatlon to db so.' Callfornla has a bargaln- '

ing statute, one that peclflcally 1ncludes a provxslon for pub110121ng lnzt;al

demands of teachers management and holdlng sqhool board hearlngs over thelr
p ¢

qontents.7 !

. . . \ I X LU N R

’ ' hd . M 3 .:.o.,/ [ . " - §
' : Repeated openwended interviews were held’ w1th persons actlve in the, dis-
trict's collective bargaining: and

)
with other interests or 1ntexest groups sur— + 9%
roundmg the: school district. 1In

,
most dlstrlcts, we were also able to observe
bargalnlng sess

of both managenent and labor, management

meetlngs such as the superlntendeﬁt s cablnet, and teacher organlzatlon meetlngs.
Pertlnent doc

ns, the caucuses

ints were also revxewed - these ranglng from the collective bar— 4

gaining contrac and 1ts hlstory to current newspaper artlcles. «'° -3

and subsequent y developed prop051tlons about JCitizen part1c1patlon. Our ‘find-
ings will be i

lustrated here through the use of three examples of c1tlz£n par:-
t1c1patlon.an

influence. Each ‘example W1ll be presented in several succe551ve

e
iterations s¢ 'that the loglc of part1c1patlon and its relatlonshlp to c1tlzen .
lnfluencecung lds as the 1llustratlon is developed' -

, |

y e

44

-~

Part1c1patloﬂ Low, Influence ngh

°

In the elghﬁ sample dlStrlCtS, we found only two cases of direct partlcl— ’

pation by cltlzens in the collect1ve bargaiming process, desplte 0pportun1t1es
-for greater part1c1patlon.

What was most surprlslng was that the SpeClal struc-

consequen ially used 9 This initial impression was 1ntensmf1ed by a represen-
tative sanple of 30 Callfornla dlstrlcts in wh1ch there was no substantive
i .

. 7

S

mCalifornia Governmen

A . P g, ! ' -

For a nethodolog:.cal i bt ductlon see: Barney G. Glasef and Anselm L.

, Strauss, "The Discovery of G ded Theory: Strategles for Qualltatlve Research "
(Chlcago- Aldlne, 1973) . 4, X

e 9.

\ ) John‘R Pisapia, "Open'’ Bargal \hq< Florlda Style, (Morgantown, West . .
o Virginia: West} quglnla Uaner§1 l980) ’ : , .
3 \ . : 3
. S . . :\\.\ . *
7 L \ ¢ ) \\\ . i N )
- \ ' AN \\ ! -
* . » o A N\ # \
. \ -~
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counterproPOsar made through the publiczhearing . mechanism ‘called for in that
state s public sector coilectlve bargaining law. In “one distndct' the Leaéue
of wOmen ¥oters expended substantlal effort to get the school board to adopt
SPGC1f1c procedures -for publlc comment on-s 1n1t1al proposals, but after berhg
adopted those procedures were used only once._ In Xwo Callfornla dlstrlcts,.
grouPs attempted to galn access to the bargalnlng table as observers. The;r
requests were denled -No further attempt was made to obtaln acceSs to the - -

bargalnlng table ox to present exther labor or, management'w1th Lé%ues ,or con- -

’
~

dltlons that the c;tlzens organlzatlons wanted bargalned We found ‘dis-

trict 1n each state (out51de of our study dlStrlCtS) in which bargainl g had s
f, -~

been actually ooened to the publlC. Rowever, the ppblic observers were barred

ftom part1c1patlon in the negotlatlons and, ‘as far as we could observe, thls. : .

openness of neqotlatlons did not afnect thelr course. Thls appears also\tg

* the general case’ in Florlda, the only state in whlch there 1s open statewide\
. .,

bargaining. * . . ~ o

- - iu

Cltlzen influence, however, is a substantial}y.dlfferent matter. At each ‘\

of*the elght study sltes, we, found .citizen 1nfluence~1nstrumental in changlng ;,

-

;he course of labor relatlons thrgugh the OfflClal perceptlon of’ the teaghers R

unlon'from renegade radicals to legltlmats\opponents and,through changing the

citizens?® perceptlon from belng comfortable partners with the-admlnlstratlon to

* public employees that need watchlng i Three of‘the elght Sltes .are lllustrated

1n~the casg studles below -(names. of~towns and 1ndlv1dual have been altered) :

1. .'

-* Case 1: Sbuth Garfleld South Garfleld is an old staid ‘town T~ . ) .

" Wwith both a history and a civic identity. As éne observer put < ‘

-

it, “There's a lot South, in South. Garfietd-" Municipal con- : L0

flicts here-are Zlways low key, but the coming of teacher collec- e o
$ ' tive bargalnrng was -as confllct-laden as any recent event. The - ' -

teachers had been negotlating for nearly nine months, there -had . . S .

". been lnformatlonal plcketlng and a Whlff of a stfiKe threat, and AR I

ld ‘.\ 0 - o
schools- through three generatlons, see¥™—Douglas Mitchell, Chdrles-T. Kerchner~
Gabrlelle Prior, and Wayne Erck, "The Impact of Collectlve Bargalnlng on School e
District Management and Governance," Anerlcan Journal of Educatlon, 89, 2
(Febnuary 1981) l47~188 s . - :

3
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’ Cllents and Cltlzehs ' o <. .

there were Charges and counterchargeitabout the d1str1ct's absllty
. to.end the bafgalnlng/lmpasse by ra1s1ng its salary offer. Nancy .
. Smith, the léader of a‘'citizen's . group, organlzed a public forum'
in-which spokesmen ﬁor labor and management Presented thexrﬁpases.

Case 2: Iﬁ&ustrlal City Thexteacher s union had been accepted <

" by this blue collar\town Teacher-backed candldates held a majority

. of seats on the school board, and the, contract gave teachers both

’a relatively good flnanclal\settlement and unassallable classroom
autonomy. It was a v1oIat¥pn of the - contra;} for- a principal to o
enter a classroom without a teacher’ consefit. But the school .
board came under attack for its blatant patronage in personnel
policies and in .the purchasing of suppliles' and equipment. W1thin
two years, the.control of the ‘school board changed hands as-

"reformers" defeated iricumbents at the polls or replaced those

—_—

- 7 &ho resigned. Part of the general. complaint was that the school ’

d1strlot was out of control and that the "teachers got too much."™ <

, Case 3: Homestead Thls district began collectlve bargalnlng
v1olent1y, with an 1l-day str1ke.’ Citizens were agitated. Both
) union and management had, thelr vocal proponents, but most citizens-

. just wanted .the schools opened again. A group of ministers s

‘e s

attempted to mediate the dispute. When they stood and presented g {'
their findings in a packed ‘school.bdard meetlng, the pre31den§_~__l-»
"of the board resbonded in the heat of the moment, "Sit down and -
- shut up!“ After the .strike was. settled several days: later, a
-campaign began to recall a majority of the school:board from offlce

I

v

; Each of the 1nc1dents stated above started quletly as. a case of client ®
partlcipatlon rather than cltlzen part1c1patr9n. Cllent part1c1patlon is the

usual act1V1ty of parents. It 1nvolves 1nterventlon in the school system on

'behalf of-a sPec1f1c Chlld Theegoal, in the flrst 1nstance, is not to reform
-, the school system, “but to ‘have , the. school systeunaccommodate the child. - Most
“cllent part1c1patlon is over securing the child's rights or ‘what parents per-

ceive to bé the ehild's rlghts. Client partlclpatlon most frequently occurs
at the school slte level dnrectIy w1th the pr1nc1pal or J:eache.rk Generally,
what the parent.wants/igznot cqntlnuedvpartlclpatlon but fair ad;pdlcatlon.
One mlght note that these cases are not unllke grievances handled wi'thin col-
« lective barqalnlnq. The plea of the quevant 1s not to partr:1pate in the

chool S management; but- to have the school do what the grlevant perceives it
has alre&dy agreed to ‘do. The case of parents' rlghts is generally less

legally exp11c1t than that of teachers worklng under a contract and thus
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\\flghts" for parents are often embedded 1n customary practlces of the school
~'district or in a communlty culture that def1nes good practice.’ '

. The vast majorIty of potential c1t12en'act1v1ty is absorbed by school o ]
o SR®

dastrlcts through cllent participation at the school site level. 'Prlnclpals : ¢ ! {
~

or teachers accommodate parent demands,.’ They do so elther.out of an agreement !
. that padents do have a specific right, out of agreement that‘the action sought

by the parent is educationally mer1torlous, or out of a feellng that it is \
o ]

ea51er to accommodate than fight. 1If a demand «carries with it an lmplled

threat of further disturbance, then accommodation is _ore 11ke1y. However,
-z the key questlon for this discuss1on 1s~. what happens to parents who, feel

*  that they are den1ed their rlghts° Cllent partlclpants may ‘press for thelr

;

|

|

|

|
percelv rlghtsvthrough the courts or admlnlstratlve appeal mechanlsms - ' .4
, méthods which are becomlng more common. They may accept the- judgement of a j
|

school official as legltlmate and thus leave not with the answer they wanted

from the system, w1thdraw1ng their chlldrep, or.they may become citizen par- ”

ticlpants , f*’ - . N

'a “The conver51on of a client part1c1pant to a c1t12en\part1c1pant depends

f1rst .of all on a. perceptlon of an interest. Attentlon moves from falr adju-

'dication of a complalnt to changing the pollcles and practlces of the school °

dlstrxct Because the appllcatlon of those policies in’ questlon is gi' re—
str1cted to. the s1nq1e ch11d the reallzatlon that the des1re to cha

e school
district pollcle;uﬁlmost alWavs 1nxt1ates the search for othé&rs with a<51m11ar

1nterest in change. Client 1nterest is transformed ifto a s1tuatlon of citizen -~
A

. 7 _
~1nterest and part1c1patlon. , . ’ ' . .

4

Case 1l: South Garfield. Nancy Smith, who led the citizens '
collective bargaining forum, was a well-read, well-educated
mother 6f a professidnal-class® family and bachround She had
been activesin the schools as a parent before teachers began .
to bargain collectlvely. As the impasse in bargaining became

but with the fee11ng that they had achleved a fa1r hearlng. They may exit i

VLA deeper, she became 1ncreaslngly concerned that the rift between - '1.
. teachers and administrators was poisoning the harmonious rela-" N
° tionships that Had previously existed. She and ‘her ch11dren»g§a o - )
, i were not affected in any specific way, but<her7$@eiﬁhgs abolit - e ’

the Well-belng of the school systen were; : Altered. .She felt . Y e
' compelled to act. As she put it: "We -believe”in education’ -

P —
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. and in our town's schools; we're bound‘to get involved.® Mrs. Smith
had been an active yember_ of the -League of Women Voters and had.been
its "school-Board.ﬁatchéi," attending meetin » making reports; not
because she had a particular reform in mind ut because she felt a.
sénge of duty. She organized the forum. .

Case 2: Ir;dustr'i;;rl Citys This was-a stable town, not filled with-

Pa © . communitv activists, The communitv “cyl ture- honors tradition -~ )

. church, familv, and social organizations‘which often have roots

- in Easteyn Eurgoean homelands. People tehd to,leaye school -affairs

g ‘ alone. As one mother who had attempted to draqanize varents of a

' curriculum reform disabvointedly noted.’ "We're just not that kind .

-"j\ .of town." But?the communitv was becoming dissatisfied because their ,

A sense of well-being surrounding the school systém was being violated.
‘ There was ho universal complaint, no single organized campaign, but

" " Case 3: Homestead. The teacheks' strike took on the appearamse of

v - a free-for-all. .It wassnot g simple two-way affair between f:b’le.ps/-:
L ( and administ'ra'tion. ¥veryone, it seemed, was involved: the local .
o . tewspapery parents t'fying*-to secure physical safety for their

¥ . Children; local state lggislétors. trying to look effective. 'The

'schpol organization could not contain the fight. .

‘ Nancy Smith hecame a citizen participant out of a sense of oialigation.

She rather enjoyed the process and'the compary of other serious, irfté%ligen‘t

y * women, but, xggsi: of all, working in the schools was something that pebple
\"lik‘e ‘her™ did. The refoim candidates in Industrial City became active be-
L 4

(.
€‘-§§.

-

‘cauf%’the-blatang political patrohage had handed them a potent campaign issue.

» In Homestedd, parents bec(:ame dctivated because of the ‘&ttraction of disturbance.

e

L .
Xt S " The attraction of distur‘bancf‘ deserves an expanded comment since dis-
= ® ! , > . .

o~

turbifices  are so frequently associdted with labor relations‘and‘ theenumbe(r‘éf ’
. "ﬁa'rticipants affects the course oF events.n, A strike, or the threat of a-
" strike, .%_s the most poz«:igr'i'ful event in transforming client participants into

Lt i ditize;x\f)articipé'nts. " The usual and swift citizen xeaction is to’ press for
’ i N . ' ; , . .
< 15 As Elmer Scha’ttSch\neider put it:- "The‘m‘nhher ?_f people, involved in any
. . Y conflict detexmines what happens; every change in th® number’ of participants,
S 1 every increase or:reductjon in the number, of participants affects the results."
. . Elmer E.. Sehattscﬁneid%r, The Semisoyvereign People:. A Realist’s View of the
/ , Demoéracy in America (New Yo‘z/');: Ho_lt', Rinehart ang Winstpn,,1960)_.
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restoratipn‘of services. A decade ago, WeLllngton and Winter hypothe51zed that
the strlke weapon gave l&bor unbeatable power because the public would always
' press governments for cont1nuat10n of sexvices at the _expense of management'
bargainlng _J.ssues.12 Indeed, citizens do seem to pres5-for resumption of sexr- i
- Vices but'the Wellington and ﬁinter thesis is undercut, by two types of citizen ‘
‘ action.‘ Flrst, parents are. less reluctant to cross plcket l;nes and send the1r . X h
2 children to school with substi tute teachers than had been believed. " In two of /
" our Callfornia sates, strikes have npt been successful in closing the school

Second, pressure has been dlrected at both sides. In California, we flnd pareqts'

v

. in struck districts communlcatmng with parents 1n other districts who have been
through strlkes. A communlcatlon nttwork is operated through such groups.as the \
PTA, L@uev of wOmen Voters, and the Informational Project of Educatlonf Network
(IPEN) in’ palo Alto. Two parental strategies are emerging to pressure management
and labor to settle. One is to camp outside the negotiating rooms and to ' .

‘ stay there untll settlement is reached. The other is to capture media attention
in any way pOSSlble and emphaslze that both parties are culpable. Citizen acti-
vity in strike sltuatlons has a broader effect of creatlng citizen leaders. Be-

N cause #f her League of Women- Voters experience, Nancy Smlth developed genuine

kxpertlse in collective bargalnlng, or what was percelved/as such w1th1n South
Gatfleid Other citizens called on her to explaIn'the state's collect1ve bar-
ga1n1ng law. She became visible and known in the communlty and ultlmately was -

- /appOLnted to off1c1al adyisory committees within' the schpol dlstrlct. In Home-

stead too, 1nvolved clt:zens started to gain name recognition. The issues in

whlch thes’#persons were ac

became symbollc of larger community 1ssues.

Parents protécting the rights of the1r children had become converted into Clt1~ .

‘2¢ns ddvancing an interest.-, - : . ‘ ') "
The Opaqueness of Citizen Interest e

/s~ One of the reasons that labor, dlsturbances are so effective 1n act1vat1ng v

c1tlzen part1c1patlon is that citizen interests become clear and visible durlng b

" - )

4 M . . ' -

- - - .

- . ~

Do o . .
. 12 Harry H. Wellingt and Ralph K. Winter, Jr., The Unions and ‘the C1t1es
(Washington, D.C.; Bro klngs Institution, 1971). .- .
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times of disturbance. Such 1s not ‘the case at other times, and durlng these

times the Yabor relatlons process often obscures the fact that one ‘s own in-"‘

terest is connected to the processes of labor relations. Thus, parents and

other cltlzens are usually not activated except in‘times of disturbance.

Citizens are repeatédly ‘assured by school officials and state leglslatures o

—’q"’_-q_\
that collect1ve aining has to d\\wlth\fhe wages and salar1es of teachers
* and 1n employment condltlons, ‘and tha t-questions of educatlon are not’
‘ discussed

The assertlon is only partly:true.;“ ‘In most cases, edufatidhal“'

pollcy declslons are not dlscussed per se,- but the educatlonal policies and

practices of,the schools -are decldedly affected byxcollectlve bargalnlng.

THe curr1culum is changed ,part1cular1y the.extracurrrculum. Also changed

-

are the intensity of contact, w1th chlldren and ‘other types of contacts that

occur between teachers and chlldren outslde of the classroom There are ex—

p11c1t trade-offs, such as class size traded aga1nst teacher salary, and 1m-"

p11c1t trade-offs that have to‘QA’W1th the.substltutablllty of resources -

R g

for example, alde time versus teacher tlme- or, the use Qf personnel versus\

the use of. 1nstructlonal hardware. 14 .Meetlng with parents anﬁgtrﬁe for meet1ng

with parents”’ are often explicit toptcs of barga1n1ng, but the 1mp11cat1qﬁs of

meeting with parents are frequently not drawn at the barga1n1ng table because

the focus .1s usually more on thHé dollar costlof agreement than it'is on the

-

1nstructlona1 costs of agreement Labor’ relat;ons also affect the psycholo~-

glcal cony ract that teachers haVe with thelr work, their commltment to craft,

and their 1dént1f1catlon of work role. The-dec1s10ns~to g1ve ‘and grade home -~

’ work are often affected ‘by the ebb and flow of 1abor reiatlons, but are’' seldom

an explicit topic of bargaining. . The relatronshlps between collect1ve\barga1n~

ing and the educatron of children are profound our reSeardh cenv1nces us, but

h .;& (\ .‘ - . \‘ »~ . A . .
13:' Charles T. Kerchner, "From Scopes to SGOpe° The Genetlcgﬂutatlon of the
School Cont;ol,Is§ue," Educatlon A&mlnlstratlon Quarterly, 14¥(winter 1978) : :1,
pp. 64-79, 4 ]

. o . e ~ . .
4 : .

. M4 William ?. Garner, "Llnklng School ResOurces to Educational Outcomes: The

Role of Homework," Research Bulletln, 19 (November 1979) . :1.
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. they are indirect and thus often unrecognlzed ‘A more frequent occurrence is
that’c1trzen3uare actlvated bysa seénse .of obllgation or a desire to. influence
a particular issue. After thelr 1n1t1al actlvatron, citizens fand—eut that

L.

s

ach1ev1ng thelr 1nterest is affected by collectlve bargalnlng. ‘.

- -

The Crlterla for Part1c1paq{on o) . . . y

- -
N f

Wwe found that c1tlzen act1v1sts do not automatically <choose to be active

in school collectlve bargalnlng even ‘when a labor distlurbance motivated them to
be active in the flrst place., Qurte to the contraryg\ found that citizens

tended to dr1ft away from labor relatlons and toward other places where school

policy-decisions are made. - . i , )

In trying to follow th1s movement of part1c1patlon, we consldered three -
different arenas of decisionmaking and two dlfferent Ehases of the decision
process. The arena *of dec1sionmaklng nas to do with Where in the organization ~
declsioﬁs are made and what process 1s used to reach g conclus&on. ‘Some deci-

sions are made within the professlonal and bureaucratlc arena -- i.e., within

the formal structure of the school organlzatlon ang according to criteria that

. 5
dictate attentlon to standards of "good practlce."l Others are made in the.

15

- ~

polltlcal/legal arena whlch involves partles other than the professional school
hlerarchy and. anludes ‘'school boards, leglslatures, and courts. Thiihédeoaeions ;
< -4

are made accord&né{to ¢riteria for achleV1ng coalitions or for amass evidence .

agcording tb precedent Flnally, there is the arena of labor. relatlons Wthh
mbdﬁ:;:get:mﬁgts of the other two arenas and adds the spec1al env1ronment of

labor law‘and the’ pecullar mechanlsm of collect1ve bargalnang. -

The cholce between these decisional arenas is not trivial, Each potentlal

'partlcxpant to the decxs1onmak1ng process has resource advantages in d1fferent

arenas and will thus tend ‘to carry decisions to areas of dec1slonmak1ng in which

he/she dominates. School superintendents seek to establish professional and -2

L

Lo

L 2

-~ L
"~

Gabrlel A. Almond and G. Blngham Powell Jr., Comparatlve Politigs: A
Developmentat Approach. (Boston: Little, Brown 1966). 'Other elements in the

- Almond and@ Powell typology include the formation of rules, the enforcemerit of

rules (rule application) and decisions about the” application of rules 'in indi-
vidual cases (rule adjudication) and finally the commugﬁcatlon of activities
in the p611t1cal system to the external environment. o

p . s




" mechanisms. Interest aggregation involves the making of choices between well

. . .
. . . o
' ' & H .

¢ ' e - # .
bureaucratic hegemony over decisions,.and unlons try to lncrease the scope of * -
issues carried into col}ectlve bargaining. . In any dec1810n 0pportun1ty, a po-
tential partlclpant chooses where to use resources. Co e s

In addition, the partlclpant,chose*what aspect of the decision “to in-¢‘

fluence. 1In their work on political systems, Gabriel Almond and B;ngham Powell .

distinguish between the 1nterest articulation and interest aggregatlon phases

6
of dec1s10nmak1ng.1 Articulation is the process of forming choices élther L

in regard to & position or an issue or from a general d1ssat1sfactlon with :

the present state of affairs.: The process of interest articulation is highly

information dependent. Communlcatlop channéls are 1mportant as are feedback °

defined alternatives. It is highly dependent on “the ability to build viable
coalltlons or to garner other forms - of support. Communication capabllity is -
not without value, but the CIUC1al attrlbute in building influence is
comm1tment—~persons or organlzatlons who will commit their resources or fheir
actions to sﬁpport a defined issue. ' ) ¢ ‘»._

A flndlng that one's interest is affected raises three criteria for how b

and. when to participate. The first two are highly 1nterrelated the pexme-

'abrllty of the partlcular arena; and the efflcacz of“that arena. Th&t is, .

.
s

Gan one get to the' place where declslons are made and, once there, what are .

dhe s chances or success’ The ‘third cr1terlon is efflclencx. The perme*
ability crlterggn is stacked agalnst cltgzens. Statptes are generally un-
friendly to thelr—access to the bargarnlng table, as are both labor and
management ThlS point has drawn most of the ire- of citizen activist: groups,
so much so that it obscures an underlylng question: Would c1t12ens have an
efficacious access to the bargalnlng table if they could legally permeate the
arena? data suggest that they would not, prlmarlly for two reasons.

Successfu neg t1ations requlre a certain amount of technlcal expertlse

'that is costly to vaulre, and successful negptiations take a long time.

4
It is. qulte posslble to ?1t at the bargalnlng table and not understand

- A

16, "Ibid. g - - E
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what is going on, not through lack of 1ntelllgence but through l&ck of exper—
tise and knowledge. First is’ the level of legal expertlse. The mean1n§\of a
contract clause is very seldom obvious on its face, the 1mport p1VOting on
the subtlety of wording——for example, theldlfferenges hetween mgi and,shall
Many 1mportant soundlng clauses, such as management rights and. no—strlke
agreements, may be practJ.cally meaningless. Labor jargon adds to the )con-
fuslon a COLA is notﬁéor drinking; and af21ppgpvclause 1s not nearly as 1n-
terestlng as it sounds. The second aspect(Lf expertlse is behav1oral skllI in
negot1atlon, and that is qute dlfferent from legal knowledge, as several at- :
torneys in our study districts proved. The internal dynarics of negotiation$ ¢
are often hlphly priyate both in lnterpersonal trust and confidence and in the;
; @ppearance of a proper moment for settlement. Tlmgng is often more- lmportant

than substance. and tlming translates into sens1ng the correcﬁ’moment-~a func— IS

P
tion of exposure and experlence dependent-on reaglng verbal and nonverbal cues

and ‘on d1scern1ng genuine emotlon from felgned‘emotlon. The factérs of ex

perrence and the internal dynamics of bargaining have the comblned\effect of

making bargalnlng take a long time. This is particularly true- in the publ -
AN

schools where there 1s frequently a summer h1atu§~1n qegotlatlons and“whére )

the strike or d1sturbance threat is pract1cally meanlngless for part of the'

[

year. ‘ ] s. . . - ] o . a

The crusher for parents and citizens is that sustalned part1c1patlon 1s : w7
Qften necessary to "be successful since’ school bargalnlug is protracted ‘Suc-
cess 1n bargalnrng often depends on a wihllngness to’stay with the hargalnlng
process and on know1ng when: to move forward with a concesslon. - These factors. ~
make ‘the: efflcaqy of c1tlzenupart1c1patgon dlfflcult even If a legltlnated o
rlght to access 1n the’ bargaining process' is presen* ; K ' ' o

* The thlrd crlterlon.ﬁor citizen, part1c1pants choosing a decision arenan
-is that of'effloxencyl Cltlzens obv1ously can learn to negotlate,-and the )
technicalities of the law are not above them. Howgyer——quitewfrequentiy**
tlme, energy rsgézrg}s, or tralnlng are not avallaole to turn laymen 1nto
experts. But parents have more than one possibility for spendlﬁg their t1me, .o
and those ‘parents Ig'our case study generallyﬁcho se to spend tlme elsewhere,

. £ " R *

o
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. or on other issues, rather than attempting to pegetra@e the collective bar-
* - Tt LN : ; . 4

f:’gaim.ng system. . - ) B

b
.

<,

direct.c1tlzen partlc1patlcn in collettive bargalnlﬁg In each case, direct
partic1patron ceaséd or never really began. Part1c1pation'took place in

‘other deQI81ohal arenas, and the actigities of c1t12ens in those arenas con-
thnuéd to affect the course of labo relations even‘though'c1t12ens were nbt

dlrectly lnvolved. ° & : *

&

Case 1. Souﬁhﬁéarfield. A permanent organization of c{tizens in-

'+ terested 1n,collect1ve bargaining was never formed in South Garfield.
Although various citizens had strong norma;mﬁe ideas about collect-

" ive bargaining, and particularly the, "adve rial relation" they .
saw engendered, in the end parent 1nvolvement stopped when the new
contract was signed. Nancy Smith, however, continued to be interest-
ed. She tr1ed to get the new superintendent to allow her to observe

" the teacher negotratlons that tdok place two years after the ones
that weré concluded with ‘a public debate between teachers and the

school adm1n1stratlon. p 1] .
& r

The new superintehdent was adamant about not allowing gjtizens at

-

the bargaining table..' But Nancy Smith found another way to parti- -

cipate; she ran for the school board--successfully.

s

The transformatlon of Nancy Smith from parent act1vrst‘t0~school board

member was remarkable on two counts. FiTst, she did not- go’ to. the barh

garnlng table, even as a school board member, wHen she had a legltlmated

right to 1nvolve herself in collectlve bargalnlng. One mlghtrhave expected
;‘her to summarily appear at the barga1n1ng table, or at least to advocate

board‘members part1c1patlon in bargalnlng In South Garfleld as in most

d1str1cts, schopl board members d;d not.s;ﬁ at the bargalnlng table. In.

0 . -

addition., our interviews w1tthrs. Smlth 1nd1cate that she assumed her ‘seat

In each of the three cases 1ntroduced prev1ous1y, there was an attempt at

on the school board without étrong,,well artlculated demands onsthe collect-

s ive bargalnlng process, Rather, she had a ge@éral concern that conflict

i

could harm the sthool dlstrlct “and that_parents were being ?xcluded from the .

Tdec1s1onmak1ng, but these general concerns did not breed action. v

The second aspect of Mrs. Smlth's transformation had teo do thh the pri-
vat%?atlon of her behavior. As,an activist, she was the archetype of the

.
« . N t
!
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demandlng cltlzeﬁ firm in her‘bellef that access to the- arenas of decision-
making and to information about school operatlons were i C1tlzen s 'rdght.
Interviews with her revea%ed a candid and h1gh1y:revea11ng,person. She be-
came known for these stances_in the éémmunitx ‘Within the school district
itself persons with similar leanlngs begame knorn as “Nancy Smith types." .

Six weeks after her election, we 1nterv1ewed Mrs, SmLth agarn, and we found

a person performing, albeit a bit uneasily, -the role o£~a sehool‘board memberl

/
The légal requlrements of confldentliilty and good -bargaining praftice pre= s .

vented her from dlscusslng collective bargalnlng with out81ders, she said.

The proper behavior of school board members had’ been relnforced by the exlst—

1nq 1ncumbents (it must be remembered that South Garfleld is a town of sub-7
stant1al tradltlon), throuqh meetings d1rectly with the superlntenﬁent and the
labor attorney, and throuqh workshops with the California School Boards =

Association. It became 1ncreas1ngly apparenf that Mrs. Smlth had a dlfferent
perceptlon of herself as a school board member.

Not all school board members followed the pattern of soclallzatlon that

Nancy Smith appeared to be taking. 1In another d1str1ct ré form: Gpndldates'
were elected to the board and the foIIOW1ng took place~ N N

-y . .t -
;s .

Homestead. The strike ended ln'Homestezd and the recall cam- o
paign against three 'of the five incumbent school board members
. began / of the major themes durlng the. reeall campalgn was.’

*

¢

-

that teachers .and citizens "weren't being listened to." There ‘-, R

was a certain lack of spec1f1cs about %hat thls texrm meant, and’
the.plectlon turned more on the- apparent tone of the ‘school’ board "

*in deallng w1th th\e public than dlsagreement byer speclfzc Wi T R '.,
policies. S . Ei PR .
. ~
The challenged 1ncUmbents were turned out of office, | Amoné the S
\\\,, replacements elected was John Jacobs, a communrtyﬂcbllege pro- e

?essor who ran on a p;atform of openness and hondsty H¢ made )
good his ;platform. fie was open and: honest’about his sﬁpport ' .
 for the ‘teachers and, 1nd1rectly, the~teagher union, He asked .- .

tough questlons of his fellow. bpard members. He: offered, ”T-.v;

" contrary views.- In the end, he played the role of dlssenter ' :
frequently on the short end of- 4-1" votes He grew: fruetrated .o s
and re51gned after serving a s1ngle tﬁo—year term. T

Jacobs became 1solatgd on the school boa#d because he fa11ed to attend to.

the board's 1nterna1 demandF for-accommodatlon. In Jacobs case,.unlike the
- . ‘ ’ v . '

3 ’ * 4
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"the -one of Nancy Smith, the new board members formed a majorlty, and ﬁhey.had
‘ been elected on a pledge of xespon51veness to the\clt;zensgand ﬁhe‘publlc
Still, the board developed an lnternal allocation mechanism for lnfluence .
w1th.some board members becomlng og;q;on leaders and iormers of coalltlons.
Jacobs did not fit well. His%behavior was cons1dered erratlc. He was an
~ iconoclast of sorts, and 111-su1ted to polrtlcal tradeboffs. éhls turn of
events also appears true in other dlstrlcts where unIon snpporters aré "‘
elected to school’Boards. Even’ ‘the reform board deve?oped an- 1nterna1 segse
. of rules about how information was to be handled and about the ﬁandlmhb of
confldences. There was, however, a decaded sh&ft ln sehool board responses

to 1ssue oriented-groups: ‘ . ., “

Homestead. The general public activity that characﬁerlzed e o

the recall peri subside But, within Homesteadr%groups ’ . "
- formed around icular 1nterests, and they becamé success-  “

ful. '

} . e

i

in two years groups had formed in support of the district's ‘
outdoor education’ program which- was costly and financially : T
— suspect following the passage of the statewide tax L%mltatlon g
. - 1n1t1at1ve, Proposition 13. These groups were successful,

. ¢

_— st spectacularly, a group of parents in favor”of. fundamen- ' R
T . talis cation organized,» and was successful in ggiting a’ . )
. school site nverted to that mode of education over. the - N

school .board!s and the administr¥ation's 1n1t1a1 oppos;tlon.f_' <

. In each case, supporters of "the charige attended schooi’bpard "
. meetings in mgss,-quite literally: packlng the xelatively' "+

) small meeting»room. On each occasion the\board adopted at

- - least part of the proposed change. . t ’

LR

i The proposals in Homestead had common eiements. Each 1nvolved a sp°é1f1c,

o

deflned subject rather than, a general plea forigetter sehOOIanr,more open - -’

-,

schools. The ddoption or rejectlbn af a proposal was clea;, there was - clear

feedback to the proponents about w1nn1ng or 1051ng. The actlons of the- school
board in Homestead had becOme very closely linked to ‘the act1v1t1es of ex*
ternal groups. The board was not isolated from the exterral E%mmﬂhltg, and,

o,

activity or pressure from the communlty was matched byfa response from.the
.*‘4:{‘" . ) —
board.’ oy

"The nature of eitizen involvement in the Homestead distriet changed

° . . - .

\
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‘between the time'of the Eecall and the time of the success ul interest groups.

. / "‘F-\
Bpth the gbals and the arenas for'actlon changed. The first 2ct1vat1ng event

was the strike fhat lmpelled a citizen response to deal dir ctly with the
.problem of dlsturbed scbool serv1ces, but no permanent citizen interest

attachmeﬁ% to labor- relatlons was formed. «Instead, "the question of whether

board members who were Wllke us" In the process of .the recall electidn and

subsequent electlons, the tharacterlstlcs of: school board me rs changed '

« an arena board.

. Once the arena had been established~ pub11c emphasls changed to spec1f1c

even though there was great contention between two factions w1th1

&

the* teaqher.
N ¢ s * ' .

- / .;

organlzatlon~

The._ s1tuat;on in Homestead can\be contrdéted with another of our case

study d1str1cts whlch al

act1ve publlc th.ch 1nclud‘d organJ.zed in-

terest groupsrand had‘se

IR Homestead there were no esources, or organizational slagk, to absorb ex-~ -

.

" ternal pressure. The district was financially troubled having suffered from ~

rdeclinlng enrollment and loss of tax funds. The superlntendent did not have

an 1ndependent polltlcal base in’ town and the board, because of recall. votes s

/
. and other membershlpechapges, was unstable in compositioh and constltuency.

Single purpése adVocdpy groups were qulte effective, partlcularly when there
was no organlzed'external opposition to the1r idgas. in the other dlstr’/t

there was a hlgh degree of coheslon between‘superxntendent and board,
and the external pressure was- frequentlyxabsorbed The admlnlstratlon was

. R VR
-——L—_" - : . . '~ ] . . . .

- . e
. ¢
. t > s S , . ‘
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v Ldurence Iannaccone and’ Erank W, Lutz, Polltlcs, Power and Poliéy: . The
Charles Meryill, =1970):

however,

——'

Governing of lLocal School Digtricts (Columbus, Ohio:

F AR L . \]
- . ¢

e

.
v, ~

-




' SN
active in sponsoring structured means for\}nv1t1ng citizen partlclpatlon, . .
and even controlling it to a substantlal degree, In addition, there were also

2  opposing external groups that were particularly active in the controversy =

i -over the district's racial integration plan, which gerved as somewhat of a *

lightning rod to attract.controvers his issue was active in the
- A

-

: district, the attention id to o6the decisional'aféas'decreased This 1n\

1 t

. cluded a decrease in the amount of public attenti®n paid to collective bar-
galnlng except during strlkes.- Thls other dlstrlct alsg_had'the financial -
resources to absorb external demands.. It had the means ¢o answer spec1f1c

-~

~ program demands, such as'one demgnd that the district review itspreading pro-
grams w1thout~mak1ng pubélc tralle-offs with other programs. 4 Qulte different-
ly than Homestead, it was able to absorb much external pressure either by -,
respondlng in llmlted ways to™demands or in defining the range of pertlclpatlon
act1v1t1es in such a way that the- internal relations between the school board
members and the superlntendeﬂt were not upset In Homestead the school dis-
-trict became tightly linked to the pressures of the env1ronment._ Decisions
\LEE made among the staff, and between staff and board, became far less certaln as -

the staff became subject to reversals, sometimes summary ones, by the board.’ -

&

.. e The path of cltlzenvlnfluence took a dlfferent turn’ in the Industrlal City. -
A In this-case, the schoqwrd was also'replaced, but 1nte:ngst gxoup activity
' _did not follow. ’ : » ’

Industrlal City. The political turnovér in the’ school board centered
. around throwing the rascals out. There were allegations of finan- ’ '
. . cial impropriety and a widespread feeling -of exclu51on--that others = -~ -
Ca were running the school dlstrlct and that the district had run out C;/“

< . "\of control, - L o Lo . C -

. ‘ The restrictive language in the tdacher’ s-collectlve barga1n1ng
, ) contraGt became aif electoral 1§sue brought forth by the reform
. ] candldates, who won. . :

[y

- S
]

After ‘the seatlng of the sa%aboard the school superintendent was
dismi d, and a search started for a new- superlntendent with -the
Specific intert that *the new appointee deal aggre551vely with the .
teachers during contract negotiations. Such a person was found. ”
He came to the district with ‘the gspecific inteht--what he later .

- called "the méndate from heaven"--to change job control language

5 : «.in the teacher contract 0 s )

¥
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In the subsequent round of labor negot1atlons, the dgw ‘super- .. B
intendent introduced” the concept of package barga1n1ng.\ Work, .
rule changes were presenteq to the teacher bargaining team .«
. members in tandem with whatever substantive concessions . } |
. management was prepared ‘to make. Packages were always pre-
" sented but they were always presented on a take-it-or-leave- - o
it basis. ‘The union lea ership felt it was close to its’ ) *
economic requirement, bug;;t did not understand maragement's ‘ '
concern with working con ions "rights" that the uniogp, had L |
already achieved in previous contracts. . A T

1
<
The union found that it no longer had ‘a v1abie set of .xe- ] i if’l
_latlonshlps with the schodl board. It could not appéal to -
the reasonableness of the school board members in the face
of an unyielding superlntendent what was Yater termed a L
frustration strike enbued and was followed three days later . ¢
-with settlement essentlally on management s terms. . N »
The comgztlty 1nterventlon in -this ‘case was hlghly 1nfluent1al but only >
pa

‘partici ory for a short perlod. The school board members elected durlng the

reform_moVement were brough; to the1r positions Wlth an understandlng that the '
electorate wanted them to "galn coptrol of the system." There was a clear

message to that d1rectlon, and\§§e message was»exerc1sed 1n their choice of per-

. sonnel and the ch01ce of bargai ng issues. ' The nevasuperlntendent was chosen *

‘prlmarily becanse of his fam111ar1ty with collectlve bargalnlng and h1s success l
.1n barga}nlng*wlth a strong union. ~ He, jincidentelly, did not try to break the
union. The barga1n1ng sessions, and the comments made to us in 1nterv1ews,

did not reveal .a partlcular an1m051ty toward the teachers' unlon or unlons in
Qgeneral So, in thlsgcase, the attack on the exzstlng contract was part of a

management strategy.that- had to do ‘'with the direction of the enterprlse ratherh

W

than "an 1deolog1cal struggle over the status’pf employees. The prlme 1ssue

was the teac;é% evaluation clause.. The- board wanted to change the contract so *'

'that respons ility for evaluation rested w1th the admlnlstratlon. The conim- .

unity, through changlngbpartlclpants, had greatly" influenced the course of

collective barga1n1ng in Industrial Clty. . e

bd - .
o

“ o

\he Indirect Influence on Collectlve'Balgaihlng . <

The presence of substantlal indirect 1nfluence and low levels of d1rect'A

.
.

citizen part1c1patlon in collectlve barga1n1ng can’ jointly be expigined<by e

the relatively low motivation for citizen- partlclpatlon and the a

ractiveness

o .
N . N N R .
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» ' \62:119 educatlon. It is importan note in ,the examlnatlon>of.c1tlzen,ac-
Q )c,' -

-

‘ tic1patlon wowdd not be guaranteed more than a, hlgh level ' of participa-

" of communlty action groups goxng batk at least to Allnsky. Labor relations

.
- N -

of arenas for parth1thlon other than collectlve bargalnlng. Our thfee case

¢
.

study 111ustratlons prov1de examples. . > * ’
If one flrst’examines the series of ch01ces thas.appear in the logic of

part1c1pat10n--th1s ser es of choices is sketched in Chart A on the follow1nq

page--one qulckly sees that at;> any declslon p01n§:E§§:§§£§E£;;z—;;tlzen par- (f?
- ticipant is faced w1th a ﬁotentlal alternatlve to act1v1ty. -The citizen: can\\\

stop belng active and cope w1th ‘what 1s a dlsagreeable state of affairsr-

frequently hav1ng the alternatlve of 1eav1ng, ignoring or ¢therwise ex1t1ng

w

©

t t A \
£y }tles'that the*choice not part1c1pate lS always present. Even:if o Lo~
‘structural barriéfz’were°lowere and eveh 1f any parent who wished to have

a chair pulled up €o the bargain% q table could do so, a high leveI'of par- _

¥

tion.at school board meetlngs*ls guaranteed by open meetlng statutes. } .

N L4l

relations decisionmaking adena appears to be :dif 'cult to permeate, '

blem with the labor-relations'arena'ls one of.having an opening for direct,

[ L
part1c1patlon or, an opening from whlch an agent can part1c1pate. The external

political arena has already developed pq;ts of access. C LR

* * -
o

Echool boards awe elected’ and 1n some states such\as Callforq1a they -
are some times recalled from offlce. Lobbylng in support of partlcu ar school
programé or particular educatlonal leg;slation is an aVallable avenue.

Access to ¥chool profe nals may be technlcally present\-bq;, operatlohally,
access 1s highly depenZSSi\hfgthe percelved legltlmacy of thosérwho se k
access, ox their ablllty to cause a disturbance if they go unheard., If\one s
group orgconcern is nat considered legltlmate, then the-ability_to coerde be- «

comes 1mportant. Galnlng access through. disturbance has been part of the lore

has a relatively low §5¢meab111ty. _Bs dlscussed above, statutes frequgntly -
allow labor and management to bar outslders, and the technlcal ablllty of out-

saders ta part1c1pate is_ llmlted ev?n if ‘they Were'allowed\to part1c1pate.

~

The mcst dlstlnct pro~ S
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Chart A
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THE LOGIC OF CHOICE IN CITIZEN PARTICIPATION to
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Chart B,

RELATIONSHIP OF ARENAS OF PARTICIPA&ION TO CRITERIA FOR PARTICIPATION

~

g o N
' \
2

.

-

{

~ W

. ) Permeability Efficacy - . Efficiency 4
’ / (Access) (scope) (Resources)
Legal/ HIGH MODERATE HIGH TO MODERATE
Political . Lobbying Specific legislation Pressuring -school
| _ Recalls _can be, obtained, but boards can:sometimes -
. o . Elections the implementation is be quite easy, accomplisqu
frequently unsure. through massing citizens B
L .. - at a board meeting. .
& . 2
.Y, Profess}onal/ MEDIUM UNCERTAIN . HIGH
Y| .Bureaucratic Highly dependent ;! proposal can be framed Legitimate small
on perceived leg~ . to reflect what citizens groups or persons are .
. .. | itimacy of person want. It is frequently frequently successfgl. ’
' maklng request or problematic as to whethex . -
their ability to school administrators can _///A 2
s make’gﬁdisturbance. respond to those proposi- . |
tions. P
Laborx A LOW : LOW ® LOW :
Relations Lggal and technical| The'basic agenda of labor éénerally requires systematic
- restrictions relations is defermined change before parents and .
. - against citizens by the primary parties; citizens can particip ﬁte.
+}] success. citizens concerns may be The cost of structura
J touched upon, but so w111 change is very high relative
) -other matters. to other opportunities
' . ‘ fgr influenck.
4’ il )
- R e N
@.} - / ' , - » .
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. bassing a s;atute_and lmplementlnﬁ/zt\are t

‘cacy ‘of the

The efficacy criterion determines whether goals can, in fact, be attained
in each of the threeadeclslon arenas. 2an exact answer, of course, depends on

the spec1f1c goals 1nvolved but there are general characteristics of each

. decision arena which make them more or les$ generally efficacious. The ° po-

litical arepa or mode of decisionmaking has become increasingly important in.
educational dec151onmak1ng as the Federal and state governments have been
transformed over the last ‘two decades from mon1tors of education to policy
advocates. Teacher organlzatlons have been heavily involved in lobbying, and
so have citizen groups 1nterested in partlcular educatlonal changes, the most
drmnatlc example being the national coalltrons of parents of handicapped chil-
dren. The difficulty with legislation from the standpoint of its efficacy AN
comes during- its implementation. As the poi;;fcal lfteratqre.reminds us,

7

different matters. The effi-

In one sense, mechanism is clearly efflcacloUS. Citizens can.shape

specific proposals ilored precjsely to achieve what they want. Whether the
professionaIJSchool adinj
a different matter. They e constrained’ sbmetlmes from act1ng§ although s
parents suspect that they are not so frequently constralned s they allege.
Labor relations appefr somewhat ‘less eff1caclous? ‘Most of the citizen agenda
appears to involve ijtems that fall beyond what is customarlly negotlated in ‘
labor contracts, so the effects of labor. contracts are 1nd1rect In addition,
much of what goes into labor contracts is of little direct: 1nterest to parents

*and c1tlzens. We have trled to find a parent, other than one who happens to be

- an insurance agent, who is very 1nterested in the name of theé school dlstr1ct'

insurance carrier, something known. tg,hold the attention of labor negotrators
for weeks on ends . . o .
The eff1c1ency cr1terlon ‘determines what resources age necessary to gain
an end, At. least in our 1mpre551onlst1c evaluatzon ‘the efficiency’ of the
political mode of decigionmaking appeared to be relatlvely high from the ci-

v/A/

tizen activist perspectlve. School board election campalgns were relat1ve1§

easlly undertaken, Except in blg c1t1es, campaign costs are generally low,
and the organlzlng required is of short dﬁratlon. Moreover, school boards in *

5 - - ' .
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our study s1tes have hown . themselves to be quite easy to influence by-‘citi-
zens who appear in larye numbers-at school board meetings in suppdrt of, . OF oppo-
sxtion to, a spe61f1c 1ssue. Even in large districts, the appearance o£~300
people at a school boardlmeeting gains immediate attention and, more_often
than not, modification of position. Electoral recall, which.Tg%becoming a ‘
common feature in Caligornia school politics, is & quite potent means'of in-
fluence. Even the threat of recall, slgnaled by ‘the circulation of a.petition
" to put a recall measure on the ballot, is sure to-garner attentlon. Of.our
four California stqdy SltES, one had a ‘successful recall, another a threatened
recall, The professional/bureaucratic mode of influencing decisions is perhaps
o the 'most efficient of all, and hence it is usually the first attempted. But,
- as indicated above, tne efficacy and permeability of this mode of decision-
makino is frequentl§ questionable. Labor relations appear a relatively in-
efficient means of citizen participationt Even lfftnere were no structural
. barriers, the amount of time that a citizen or group would have to spend di-
- . rectly'participating in bargaining or closely monitoring its behavior is quite
extensive. Bargalnlng a single contract can continue for months, issues may
go partially-resolved for years. u"‘. : :
i~ ‘ Looklng back on the three case examples, we can see that citizens chose
the polltlcal arena for most of thelr d1rect participation: in Industrial
Clty, ‘the board was replaced- in Homestead, it was both replaced and used as
a forum for responsé—te—spec1f1c issues; and, in South Garfleld, parents

-t

acted 1ndependently of the school board at flrst but ultlmately‘plaCed one

of thelr own amofg the board members. While there were tentative efforts 1n

all three,districts to directly participate in collective bargaining,'those

PP S e
—_— ef forts ended early. Influence in each dlstrlct hohever, flowed from the
citizen activity to the bargalnlng table." ) “ ‘,q’

The 1nfluence generated in South /Garfield is only involved in the settlement
N o * of the labor, d1spute in a llmlted way. From interviews with the two parties,

it appears hlghly likely that’ labor and'managegent would have settled in a few

days'yith or without the intervention of the citizens forum. what is of sub- °

stantially more import is, the gquestion of the legitimation of the teachers' .

) " . * . .
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organlzation~—1 e., whether the ethos of the compunity, whlch was highly sup-
portlve of teachers and edu t%on but quite paternallstic at the same time,
will be expanded to 1nclﬁdZ$§\xlghtful _place for an outspoken and aggresslve

teachers! organization. Whether or.ﬁot 1t ‘becomes "all right" in South

‘Garfield for-teachers to forcefully pursue. their selﬁ~1nterest has becorte

“a function of the ,way the school board react$ to the union presence. The
citizen activist who is now a school board member will play an 1mportant part
in e1ther grantlng qr w1thhold1ng legltlmatlon.. -

" Issues created by the'parent activity have come tb\gpe bargalnlng table
in Homestead, and _more are llkely to. The establlshment of the fundamental
school was accompanied by parents who had strong ideas about curriculum and
the code of -behavior, both of wh1ch differed from the standards elsewhere in
the distfict. The parents' group, armed with a curr1culum gained from a

nationwide group of fundamen school rents, aske for a dress-code and
pa

. dlsclpllnary procedures. They also wanted to p;ck the teachers and to eval-

uate them. The teachers defensively have carried these 1ssues to the bargaan-

ing table. Transfer, discipline and ev lluation clauses were al introduced
into collectlve bargaihing-by the teachers durlng the last round of negotlk

]

ations. They were not bargained to completlon, but the fundamental school
issue hag not yet appeared in a spec1f1c transfer case. Thus far, all,the s

te%chers in the Homestead fundamental schools have voluntarily transferred

from other schools, andétﬁere is a common educational philosophy among them.
But that situation rs nét likely to last.. The district is faced w1th the
prospect of closing several schoold because Qf declining enrollment, and
school teachefs w1lladoubtless be dismissed from the ‘fundamental school on the
basxs of senlorlty and other teachers will doubtless be asslgned ‘there.
Questlons concerning these issues will clearly arlse at the bargaining table
or the‘grievance processes. Moreover, the relatively specific exXpectations

of parents place the school boatrd and admlnlstratlon under some constraints

about their bargalnlng p051t10ns on those issues.

()

It would be hard to overstate the effect ‘the citizen influence has had in.
Industrial . Clty. There was neVer an attempt at direct bargaining table in-

texvention by the pbu%lc or opening the session to pubﬂic view. VYet, via
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the election process, citizens clearly spelled out what the new ;ssues W°“¥§___,A
be. They. also relnforced those issvyes with publicly anndunced commltments to
specific- demands., - The school board pres1dent personally became the ch1ef ne-’
'gotlator ‘and, although there is substantlal testimony tHat he was not the ﬁ

most skillful spokesman there is little question that the issues on which the

board ran for election were clearly represented during negotiations.
over, they prevalled

More-

A

£

* I4
Summary ~ . - . :

. parents and citigens part1c1pat‘\1n school affairs whén it becomes apparé
ent that they need to forward thelr 1nterests. The process of collective
bargalnlng and its attendant publlc str1fe often trigger a perception of those
interests among parents. In the forwardzng of their lngerests, parents- face

a choice of what declslonal arena to attempt to 1nfluence and what aspect of

.- the declslonmaklng process to enter. Direct access collect1ve bargaining

poses a problem, but even if it did not part1c1patlon there would be diffi-
,cult because parents generally do not possess the time, the expertise.or the
sanctlons to participate effectlvely. Conversely, citizens have shown their

ablllty to efficiently influence .other arenas, partlcularly the polltlcal

-, - _. arena, in the electing and pressurlng of school board members for response

to ‘particular issues. The.lmportant point, though, 1s that there are choices

among places and.ways to 1nfluence school dlStIlCto. The public pollcy out-

»

(J flow of that realization is that parents and c1tlzens ought;to he cognizané ‘
of the range of influence poss1b111t1es. Thls‘same variable--the variety of
influence available--suggests that there are a number of ways to achieve ;
workable school democracy. Influence may not be obtained through the same
means in all school d1str1cts, or through the same means all the time in a ot
single school d1str1ct Th&)variety of influence alternatives discovered in
our field investlgatlon also ieads us to a reexamination of the tradltlonal )
theorles of school Jemocracy and of the lmpllcatlon that the logic of part1—‘
c1patlon has for each of these theorle“"”The final sectlon of this Report
is a review of the dominakt theories of school democracy, and a preliminary

-

and linltedllntegratlon of the differerit perspestlves on’ achlev1ng partic¢ipa~

tion and equity in education. .
o '

/ )
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/. MODELS OF SCHOOL DEMOQRACY’AND EQUALITY OF INFLUEﬁCE .

L

P

Essentially, the clash between parent/citizen organlzations and teacher '
unllls is over the equity of influence. Organged parents and citizens feel
that collective bargalnlng preempts other school organization de0151ons.
Resources allocated through collectlve bargaining bypass declslon mechanlsms4'
to which parents and citizens have access and, in many cases, the collective
bargalnlng process supplies parents with no consmstent and rellable informa-

& tlon about what was being discussed. In terms of 1nfluence, the advent of

collective bargaining 51gnaled a flight of decisions from arenas 1n which .

parents had a voite to those where parents did not have a voice. x

As mlght be expected the initial responses of parent and cltlzen 'groups

were to attempt to obtaln access to collectlve bargalnlg% or to, ohtaln .

suff1c1ent feedback from the bargalnlng process so that parent and citizen

interests could be protected before a contrgct was finalized. 18 Essentially,

these responsgs followed an informed competltlon model 9€~obta1n1ng equity

r ,ln prluence. In infoimed competltlon, equity" centers on a perception of

legltlmacy in how decisions are made Equity is present if there is a finding
- ; that the permanent structures for access and influence are present and legltl-
mate. Operaticnally, one looks for: wrdespreag'knowledge about school 1ssqu
in the populationj a laﬁk of any excluded segments in the population; and

estahlished means for access and information flow. Informed competltlon theory

flOWs from the research of pavid Minar and of Harmon Zlegler and Kent Jennlngs.19

- r 3 ' {
18- Charles W. Cheng, "Community Representation in TEacherqpollectlve Bargain~
-ing: Problems and Prospects," Harvard Educational Review, 46: 153-174
(May 1976). “¢heng enumerates the forms of community participation’as: -
Py (1) seeklng input during the formation of. demands, (2) multi-level bargaining
with Some issues settled at the school site or other location less centralized
.. than the ‘school district, (3) bargaining in ‘public, (4). ebserver® status to
de51gnated community representatives or groups, (5) formal negotiator status
to community groups. R g N ¥ h . a

. 19}' David W. Minar, Education Decision Making in Suburban Communities ,
(Evanston: Northwestern Unlver51ty, Cooperat1Ve Research Project 2440, 1966).
L. Harmon Zeigler and M. Kent Jennlngs, with G. Wayne Peak, Governing American

Schools (North ‘Scituate, Mass.’: Duxbury Press, 1974).

' .
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I It has also been the dominant theory followed by ‘the Federal government 1n o

. puréult of “maximum feasible partlclpatlon. However, our research reveals

-/

that i§§luence is achievel through means other than 1nformed competition. s -
Particularly, c1tlzens increased thelr influerice by pressing for specific

. issues or through establlshnng cgalltlons around “dissatisfaction.with the ~.

1ncumbent leadershlp of the school d1str1ct These two means of establlshlng P

1nfluence are consistént with two alternate mddeis of school democracy—-lssue°
c==c=

b
responslveness and d1ssat1sfactlon.

) &

Iﬂ“&ssue respons;veness, a finding of equ;ty centers on, a finding of ¢ . -

- . legltlmacy in what is decided. The key is what is decided .rather than how.

The mechanrtms for 1n§luence are potent lobbying and pressure groups for or -

[

°

»

B

agalnst speclflc issues and issue dominated elections.™

Thus, "direct partl-

clpatlon ln collective batgamnlng becomes of little importance s1nce demands

magy be carried into collective bargammg by others--eltherA rabor or manage-

ment-and what is 1mporﬁ§nt is whit emeraes from bargalnlng, not how i v

bargalnlng is conducted. O2 the 1ssue may not be carrled into?® Gpllectave

bargalnlng at all. It may be carr1ed 1nto another decisional arena, such as

In the

the school board's deliberations or into the state legislature. .
educatlon llterature, issue responslveness is best represented by Frederlck

~

ert's ed1ted volume The Polity and the School

*In dlssatlsfactlon theory! equity is- present if there is a finding of
legitimacy of the'individuals who-make decisions. Actual 1ssues are fre-"
quently not present, and partlclpatlon is ep1sodlc rather than contlnuous.
levels of d1ssaL1sfactlon perlodlcally Tise, citizens are motivated

and subsequently the leadershlp reacts or is- replaced. Long perlods of .

apparent.dormancy may be observed Durlng these pe: periods, the school dlstrlct

.pOlltlcﬁ} mechanisms are generally not-actlvat'd at alj and the d1str1ct may
be said to be operating within a.zone of tolerance established by communlty

culture. Hdﬁ&ver, the observation that -a school dlstrlct is currently qUIet
»

¢ 9 .

— ’

_,"“e

20 Frederlck M. Wirt- (ed. ), The Polity and the School (Berkeley, CA: '

.McCutchan, 1976).
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provides no justificatién to dsbume that it w111 remaln so.

~

. When the.level of dissatisfactién rises, that dlssat1éfact10n~has the e

effect of overriding other issues, and the d1ssat1sfactlon with the gurrent °
leadership becomes the

_mert of the leadershlp may take- the” form of electoral defeats of s@h‘bl board -

. members or challenges of incumbent board members through recaLl electlons.

|
1ssuerr around wh1ch a coalltlon is formed Replace— o > ]
1
]
1
|
“fhe recalL

election challenge was a partlcular factor in the Callfornla -
dlstrlCts in- the sample.

.-

Indeed the thréat of a recall was 5omet1mes
“sufficient to persuade the incumbent. not o run, for -another term
factlon can also be almed at the appointed leadershlp,
on down the h1erarchy

Dlssatis~ -0

Frequently, dismlssal of the superlntendent follows - -
schooi board electoral defeats.21 , \
" ' -

'°Equ1ty Through an Unstable Combination of Meadns {. - Lot )

B
° . .
.- hd

. e
. ‘- . P

from the superlntendent ) 1

anh of these three ﬁbdels of school equlty—-lnformed compé!ltlon, issue
e responslveness, and d1ssat1sfactlon-4&

“\

1s usually consldered separately

Therefore, the'test of, the presence or absence of equity becomes whether the

cr1ter1a of a single model

‘. such as informed: competitlop, are met' {3 terms
of c1tlzen ﬁgrt1c1patlon in colleétlve barga1n1ng,

competition model have very-seldom been met,

~\§§equently that citizen 1nf1uence is ‘low.

the cr1ter1a of- the 1nformed

and thus it has been concluded ’ ?

However, ‘bur f1nd1ngs suggest that

fluence operatlng tbrough either issue responsiveness or dlssatlsfactzon is
actually quite high.

In the school dlstrlcts we stddied, c1tlzens folloﬁ%d

participation,. choosing whether or not to part1c1pate and

NN
where.

The consequence of the citizen search for d1fferent models of’ 1nfluence was

the logic of,

that the use of any one of three models of 1nfluence contributed to the ~ .
. _ achievement'of equity. o o

"

We also wish to(advance three other points about the re1atlonsh1ps

’among the three means of &chieving school democracy. First, from observation

4in the’ eight..case study dlstrlcts,

d1ssat1sfact§on theory_models\of influence

a2 a
* 1
———— e

21 ‘ . - . . = . i .

2
- .

t
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appeared to swamp or override act1v1t1es being undertaken in one of the other

S
-

tWo models. Either 1ssue respon51veness and informed competition activities

ceased, ,or they ceased to be 1mportant determinants of school policy. Second

‘ the. choice of cne of the three means of influence appears to be related to

' the level of confllct apparent in the school district., Thitd, we tentatively
" conclude that each of the three means of influence is unstable and carries

“with it the seeds of its replacement or abandohment. ' . o i k\\
-~ - Co As we examined the polftical hlstorles of the eight case study districts,
o . Wwe observed that the model of part1c1pat10n changed over tide apd that, *

eventually, activities cons1stent with d1ssat1sfactlon theory took place. °

.
«

When dissatisfactioﬁ arose, the activrties wh1chQEollowed altered the social-

order of- the dlStrlCt in such a way that the structures that allowed informed .

o Py .

v . N_%etition or 1ssue respons1veness to operate were altered, too. In Indus-

] .. trial City, the be avior ‘of scjool pOllthS chanhged from issue respofsiveness
: . to dissatisfactidn In tHe issue regsponsiveness pexlod, . o factions of

the school hoard and the teacher organization dominated.' f'Ssatisfaction_~

©

¢ grew, primarily aimed at the school board, and the boatd wgs’ replaced i

successive elections. *When the realignment of the schoo, board took place,
the set of relationships that caused. the former board members to: be! responsive
to the teacher organization failed to ex1st. Respons1veness activity has not
reestablished itself through teachers or any other interest group. L3 .
In/ South Garfield, a period of informed competition was followed by
dissatisfactfon and finally by issue responsiveness. The informed competition
. period took place when the structured forums were set up to mediate the im-" s
" passe between>the ‘téacher organization and the d1str1ct D1ssat1sfaction,
- 7 » muted though it was, appeared in the removal of the old superintendent and
) the turnover in board members. The informed competition activity, Wwhich ,;;as o
., earlier supported was abandoned because the new school board felt that 1
dealing w1th the teachers in private was the best way to’ ach1eve labor peace)
/LThat decision was supported by the former citizen activists, who now held —

v

.Seats ‘on the schood board. ' Since the installation. of the new superintendent

act1v1ty has tended to be of the issue respaniveness type. Parents in

Y




¢

) are belng responded to,. and’ the teachers themselves have beéome the source of

- ~ * A
¢ - - *
®

non-affected nelghborhoods are w1thout an issue and have not partlclpated.
iEachers have percelved the1r own interests in organlzation. Both the school
board and the adm.nlstratron have perceived separate 1ntere(ks, ‘and the\ ‘
lnternal structures of each organlzatlon have been tlghtened: . S
“At Homestead, issue respon51veness act1v1ty continues as- dlssatlsfﬁctlon

growss Teakhers, by the1r organlzlng, have become oné of the 1nterests that

irritation and dlssép\sfactlon to organized parent groups.'_The superlnten- ..
dent's 1ntent16hs to establlsh informed competition forms. of partlc;pation .
have largely been abandoned bgcause the teachers, in thelf dislike for the .-
superlntendent, avoid activities that make him "look good" and, because the
parents know that they have.-a more potent means of influence. T~

The chorce of which influence model to be used is related to the level

©
Sy - -

of confllct 1n tWe district. When conf11ct is high, dlssatlsfactlon theory
act1v1ty spreads and domlnates.— Of course, dissatisfaction activities lead -
toward open confllct but general dlssatlsfactlon also. grovs*from mézé narrow, -
confllcts when those confllcts become notable and publlc. Informed competi-

tlon or issue responsiveness appear as mechanlsms of citizen influence as .
o~

confllct builds or, subskdes. 3 : - i "~
. e
Citizen influence 1s most apparent when it occurs as issue\;espon51ve-' <= ¢
ness. ‘There is organlzed activity to watch, and issue-related

;5;z£ty Qas
within it a feedback mechanism that constantly xemlnds»the participants of .
thelr ach;evements--or lack of them.‘ Thus, one would thlnk tpat issue g

% i d o

respon51veness structureS, englneered by 1nterest groups,~wou1d have great

stablllty once establlshed but to our surprlse we .found tbaN the issue"

respons;veness model of. 1nfluence _Was unstable. Indéed, al ‘three' models are .
) unstable. R R ' (_ .. AR - ,.f>73.
e Informed competltlon is unstable becanse conslnued cltlgen partlclpitlon e ;S iJ

is not'an 1ntegra1 part of the general culturg of ﬁme ican educatlon.. As. we .

have suggested eIsewhere in this report, a contihued obllgatlon to part1c1pate'

aa

is not generally felt byh‘\?sons not holdlng formal office in organlzat}ons. ,

In addltlon there is great qpmpetltlon for time. ‘Parents in partlcular .
o - / 1
Py - <’ . ot
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* ' have a\relatively shrort--in terms of organizatiohal functlonlng-*lnterest span. %
. Even\dlscountlng the pOSSlblllty of family dlssolutlon, phys1cal relocatlon i
L 1n3uxban Amerrcan ‘affects approxlmately 20 percent'of the families in a g1ven i
yoar. If a permanent structure is foxmegd--one- with the earmarks of ‘a4 conti- ;

|

s o" nulng~organrzatlon~—then that organization. is faced with -the problems of ' "
R access and of accommodatlng 1tself to outslders. Sooner or later, and probably "
" sooner,. the structure formed to provide parent input wr%lobe challenged by *7
> alternatlve v1ewpo;nts W1th\the parent o\ganlzatlon facing problgms of dis-

v, ,";‘ satisfaction w1th the current leadershlp. The other possrblllty is that the ‘
competltion" aspect of informed competltlon is legt- that parents become - %

conventlonal parent-teecher of organizations. :

/ ) -
Issue responsryeness is unstable because, . 1neV1tably one;way or. arnother, . °

h1ghly soc1allzed to thelr n;g;::les, as has frequently. been alleged in. .

~

" most issues are answered. oOrganlzatlons that form for the purpose of ach1ev- ' ¢

2 ’

iny a'partlcular goal are freguently perpetuated by findirg gnother worthy
goal. However, loose ad hoc organlzatlons seldom reform. in exactly the same ‘
‘ . wayl New coalitions: are formed,- and new jpersbns are actlvated Our field

. - research suggests that 1ssue@respons1veness may continue for sevéral years as . .o
A3

the dominaftt way in which parent; citizen gnd other. types of demands are .o o

- manlfested but this dominance eventually ends due to problemsﬁof resource t - _

,Q// scarcity’ or w1th the leg1t1mac>>of the current leadershlp. The resource oo ‘ &
®°

question is the most” straightforward. It takes pla&e9When theére are nét enough
slack resources in the organ12atxen«to satlsfy theﬁdlfferent 1ssue contenders
o w1th1n the group, thus meaning .that there will He addltlonal members where
- ' issues are hot resolved in their favor. The. organ;zatlon is 31mply unable to
meet all the cléims upon it.’ ’

*.
»

. - 3
- .

s . The 1neV1table d1spleasure wmth 1§Eue reSponslveness produces a transfer
to the dlssgtlsfactlon mpdel. ﬁventually, ‘the current leadershlp, whlch is

. unable to honor.all the claims upon it, comes under attack itself. ihsn, one

ses is_rollowed,_and each of the three.courseslgauses an end to
the d1ssat1sfactlon model of’partlclpatlon and a return to one of the other
two models. Following thé first course, the current ieadershlp may f1nd 1tself -
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able to negot;ate a compromlse agreement tult\>eduses dissatisfaction. _ The
A3

dlssatlsfled come to belleve that the sChool cannot honor all their w1shes,
and the1r expectatlonq are requced. This course was widely fol lowed in Ccali-
fornia school dlstrlcts follow1ng the passage oI'Proposrtlon 13, and it -«
happenéd in, Illlnois\school dlStIlCtS follow1rg the defeat of a tax pverride* .
election. Second, the attempt to oust the ex1st1ng leadership can be unsuccess-
. ful and the resodxces of ‘the dlssatlsfled are spent, at least for a tlme.‘
Third, the:attempt to oush the exlstlng leadersh1p can-be successful. A new
1eadersh1p is 1nstalled ‘and, in addition to the honeymoon period usually
accorded o new 1eédersh1p, dissatisfaction activity abates because the source -
of the dlssatlsfaction has been removed. The presence Bf the common enemy -
is the only factor dr1v1n§ the varMous participants, and 1ndeed, act1vat1ng§

them in the first place. . .
Policies “of -Tnfluence and ‘Participation N . - —
. ] ’ ra
. The major problem in 1nﬁluence 1s that a wider -recognition that various

means exist for reaching a worklng equlty between citizens,” teachers and the
school executive,must be ach1eved The existence of alternative paths to \\ ‘
1nfluence is typlcally not recognlzed in the lizeffture or in' spec1f1c P

policies, As ‘a resélt, policymakers who attempt to 1nduce citiz en 1nfluence -

-

in the schools through the sole use’ of informed competmtlon are often frustra-e«

{ ted when they find low levelg of sustalned.partlclpatlon-on which informed
competition, rests. If influence was the- clear obJectlve instead of partici- "
patidh, tra1n1ng and orgarnizing citlzens could be directed. toward maklng #
choices among the (different modes Of influence. As the cltrzens in our study
districts showed us they were already doing, poljcy and practlce would be

directed toward using the qprrect resources to gain influence within each

v L4 ’
model - . T, N . .

»

Unequltable school districts where,there exist no ‘model or comblnatlon of .
odels of c1tlzen 1nfluence w111 Stlll remain. Intractable publlc tyrannles, whlch
systematlcally exclude or dlscrlmlnate among thelr constr%nents, are, trouble-'

S‘
.some partlcularly because they do not appear to be changed by informed competl-

<

tion pollcles:»“Parent counclls and Title I committees are ‘co-opted, publlc

- - - -
- e - .
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hearing mechanisms go unused or are dominated by/the existing elite, citizen
issues are never carried into administrative &duncils and are not’found in

labor relatlons either.. she deVelopment of issue responsive mechanisms, -

including parent unions, takes a considerable period of tlme or requires a

catalyzing event such as a teachers! strike. Likewise, the growth of dis- . -

satisfaction is qulte gradual. All of which means that, in the short run,
the 1nterests of a ‘substantial minority can go unheeded and unsat:Lsf:Led.22
This dissatisfaction can dead to exitg We are finding that it is only ‘
partly true that there is no ability to exit from a publlc school/éystem. '\
Prlvate school enrollments are up. There is reason to belleve that public
. school enrollments are somewhat overstated. The extent to which students ’
themselves have abandoned education is understated. More students would leave
publie schools 1f the flnanclal means were avallable.- AIthough neither the
Federal tax credit plan nor the varlous voucher plans have achieved strong
polltlcal support, thére is no reason to belleve,that the ideas are .dead.” 23
1t can re;sonably be expected that public po jicy cholces will appear between
the publ:.c support of educatlon through finances and the operdtion of schobls”-s’
,as.publlc bodies. . . L~ -
A second form of leav1ng or ex1t1ng~educatlonal lgsfi:utlons is more |
subtle. Chlldren are not™ withdravn- from schools, but rathexr the bellef grows
. that schools are nodt places ‘where important life chances are determlned . What

-follows 1s ‘a withdrawal of expeetitlons and,a .growth of what we call "genera- -

' llzed non-support " "Education continues to be important to its users, but it

4
-

o3
) N
-

22 The most extensive study of citizen, part1c1patlon in educatlon has been
undertaken by the Institute for ReSponslve Education. Their findings are
availablé ‘in-a number of, reparts, the principal ones being: Don Davies, et al,
Ovexview of the Status OfECltlZen Participation and Grassroots Perspectives:

Diverse Forms of Partlcrpatlon (Boston: 1Institute for Responsive Education,
1978). C ) '
Vi - ‘.
.23 For the argument favoring vouchers:. John E. Coons and Stephen D Sugarman,

I3

Qf Califormia Press, 1978).
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. Education by Choice: The Cagse for Famlly Control (Berkeley, CA: The University
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lacks the general social priority. This is particularly the case in school
dlstrlcts with, decllnlng enrollments and settings where famllles with school

age chlldren constltute a mlnorlty of households in the communlty. This is
the case in seven of our eight study districts. il

School systems, and school employees, badly need. generalized support;
They exist only through ‘the continued belief that schools are doing a good
job and ‘that employees are. acting either in the public interest or in legiti-
mate private interest. Thls requirement presents school labor relations with
a serious overload problem. HlstorIE_lly, labor relations is seen as a
legitimized system of self-interest. Particqlaristic self-interestwamong
school teachers is not an adequate political base. Generally, the act1V1t1es

of parent and citizen groups and of the electordte appear to bPe suggesting

. that teacher unions use theLr organlzatlons to sSupport the commonweal

<

lnterests of educatlon, 1nclud1ng efficiency interests; or at least that

e

.unrpns join’ in supporting spoc1al ‘patent and citizen interests. A
Collectlve bargaining, the domlnant tool of Amerlcan labor relations, is
not well suited ‘to broad partic‘pation. It is doubtful whether unions could
achieve publlc participation if they wanted to. It 1s also questlonable
whe thex widespread, publlc participation would y1eld much support for schools

or ‘Pether the effect would be |to yield greater factional fights. The problem

* for unions is to develop ways of accommodatlng parent and c1tlzen intgrest and
s

legltlmatlng the school's role and parents' role in educatlon and the citizen's

2’ L]
role in the community. s .

*
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ABOUT THE INSTITUTE FOR RESPONSIVE EDUCATION - v 7

natlonal research policy analysls and techn:.ca1 asslstance organlzatlon with .

; an elght~year hisbQry of conducting studies on and dlssemlnatlng information

about mmunlty 1nvolvement in school dec1slpnmqk1ng. Although private and

2,

The Instltute for Respons1ve Educatlon (IRE) is a prlvate, non-profit . 1
3

\' 1ndependent, IRE is housed at Boston Un1Vers1ty, where its President and
., founder, Don Dav1es formerly Deputy, Commissioner in the Unlted States Office P
’ of Education, 1s—now Professor in the School of Education. o :

Founded on the premises that citizen part1c1pat10n is an essentlal ingre-
dient in school 1mprovément and that c1tlzens‘ access to information is indis-
Pensable for effective part1c1patlon, IRE has, throughout its elght—year
history, produced more than 25 reports incluging. field-research monographs,

blbllographles and literature reviews, and translations of complex, educational
* "issfies into popular, form. - - o B . ‘ Co
g IRE Reports are ;et another series of publlcatrons that have arisen from .-; ’
\ contlnulng IRE efforts to better understand and assist c1tlzen part1c1patlon
‘in educatlonal dec1s1onmak1ng and to disseminate thls information and experl-

ence to citizens, educators and policymakers.- . . T

, . ‘ Lo IRE has been inivolved in other facets of“c1tlzen part1c1patlon whiche
1nclude school-communlty councils, citizen roles 1n educational collectlve
bargalnlng, Federal and state pollc1es affect;ng citizen part1c1patlon the
role 'of c1tlzen-1n1t1ated organizatiens, decllnlng enrollment and c1tlzen

" R In all of its work, JRE-etfesses a combination of (study and action wh:.dh \

¢ makes for r1cher and more useful research and for action that has a solld base

. action research for 'school improvement.

»

Lﬁ_ “of data and experience. Hence, 1n—add1tlon to conducting studles dnd. produc1ng
‘reports aimed prlmarlly at pollcymakers, IRE has continued td collect and ‘dis-

. seminate materials for communlty groups and crt:.zens 1nterested i school

’ . dec1slonmak1ng. To this end - IRE houses an ongolng clearlnghouse of 1nformatlon

(o

* for c1tlzens and pub 1shes a national newsletter, Citizen.Action 1n Education.,

Through thlS clearlnghouse, IRE addresses communlty-based educatlon needs by

the contlnual collection of reports, studles and handbooks, the publlcatlon of

-




’ packets and resource guides, and,“whefi€ver possxble, the dlssemlnation.of

1nformatlon in response to phone calls and wrltten r;que sts.” With a subscrip—

tion, list of nearly 24,000, Citizen Action in Educatlon reports on qurrent -

deve lopments and models in the field of c1tlz°n participation in educational b

’ .

dec151onmakLng. , . ' < . -

In order to expand the clear~nghouse and its utlllty, we oponly invite
Jore materials ch 01tlzen ‘participation. This wall assist us in our efforts °

to orOV1de more specific information to groups and individuals requestlng -

assistance. Please send materials and ideas to:

' - -

R;;S Zexchykov
, National Clearinghouge on Citizen Participation
- : . in the §chools
- Institute for §é5ponsive éaucatiqn 4
) _ 605 Commonwgalth Avenue ’ - . | -
I © '+ .Boston, M;;sachusetts 02215

. (617) 353-3309

-
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